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The East-West Expressway in Durham, North
Carolina, assumed by its businessmen supporters
to be completed routinely during the early 1980s,
has been stalled primarily by a coalition of
white and black neighborhood groups aligned
against it. The Coalition for Expressway Alter-
natives delayed the project in February 1979 by
persuading the Durham City Council to reverse its
earlier votes and oppose the completion of the
highway. The future of the highway at this writ-
ing is still in doubt for a variety of reasons:
the national energy issue, a revised federal
domestic policy which opposes suburban develop-
ment at the expense of the central city, rising
road construction costs and civil rights issues.
At issue is a 2.1 mile westward expressway
extension which would complete a crosstown high-
way first begun in 1966.' The case for complet-
ing the expressway is local traffic congestion
in West Durham, and the embarassment of not
finishing a project begun fifteen years ago.
Finishing the road would also provide a con-
venient connection for through-city traffic on
Interstate highways 85 and **0. However, com-
pleting the hg i hway would require relocating
200 families in a low-income black neighborhood
known as the Crest Street community, and might
also damage the city's economy more than help
it.
This paper examines the values of Durham's
businessmen (proponents of the extension) and
the neighborhood alliance (opponents of the ex-
tension), highlighting their contrasting posi-
tions on numerous issues facing most American
cities in the 1980s. The Durham expressway
controversy is significant for at least three
reasons. First, the timeframe of the conflict
demonstrates the reaction of both sides to our
energy problem. Second, the white-black coali-
tion against the white business community intro-
duces a political cleavage based on economic
self-interest which could either replace or
augment the perennial Southern racial cleavage.
Third, North Carolina state officials have
unequivocally supported the business developers'
position. Unlike the situation of neighborhood
groups during the Boston expressway conflict a
decade ago, 2 Durham's neighborhood coalition
found that its Democratic Governor and his
Secretary of Transportation were unimpressed by
arguments against the expressway, viewing
the Coalition as "liberal" and therefore insig-
nificant in a state dominated by conservatives.
The battle between businessmen and neighborhood
groups arose because of differing views on two
questions: how the city of Durham can prosper in
the next two decades; and how important the
automobile is for the city's future. Detailed
answers to these questions appear below and out-
line the value-systems of expressway proponents
and opponents. The response by these two groups
to the energy issue is also examined.
PROGRESS VS. NEIGHBORHOOD PRESERVATION
For Durham's business community, building
the expressway is simply the latest in a series
of progressive moves over the last half century
which succeeded in "getting North Carolina out
of the mud." Neither the state nor a city like
Durham can prosper without good roads. Suburban
development had begun by 1970 in the area north-
west of the city limits and it was logical for
the city of Durham to support expressway construc-
tion to enable suburbanites to commute to their
jobs in Durham or the Research Triangle Park
(beyond downtown Durham, and outside the city
limits). Indeed, businessmen argue that
completing the expressway will make "greater
Durham" more attractive, and increase the like-
lihood that Research Triangle professionals will
move to Durham's suburbs rather than to Raleigh
or Chapel Hill. Bankers and real estate
developers who could benefit directly from
suburbanization strongly support the expressway,
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The Crest Street neighborhood is a cohesive and
well-organized community of lower-income blacks.
Photo by Terry delaney
and a 1979 Chamber of Commerce poll found that
an overwhelming number of its members also favor
the highway. For most Chamber members, extending
the expressway is synonymous with "progress"
and "growth." As businessmen have often said
to neighborhood activists at city- or state-
scheduled public meetings, "If you don't want
the expressway, then you must not want Durham
to grow."
Expressway opponents argue that preserving
and improving existing neighborhoods within the
city is far more important than suburbanization.
Neighborhood advocates point particularly to
the damage that would be inflicted by what the
businessmen call "progress": relocating 200
families against their will. They argue that
"progress" should not be measured by the amount
of pavement laid.
Most blacks in Durham oppose the highway
because a black neighborhood is expected to
sacrifice "for the good of the whole city."
They remember how blacks suffered when earlier
legs of the expressway were built; in particular,
promises by white officials to redevelop black
businesses and relocate housing have not been
kept.
To upper-middle class whites who live within
1000 yards of the expressway right-of-way,
"neighborhood preservation" means fighting for
a future Durham which will not be crisscrossed
by highways carrying commuters or intercity
truck and car traffic. While some of these
whites sympathize with the blacks on Crest Street,
their primary motive is self-interest. In both
of the upper-middle class neighborhoods along
the right-of-way, activists argue that a com-
pleted expressway will accelerate the flow of
the middle class from their established inner-
city neighborhoods into the suburbs. They cite
numerous Northeastern cities as evidence.
The value of "neighborhood preservation,"
variously defined, links upper-middle class
whites and low-income blacks to the Coalition
for Expressway Alternatives (CEA). It is
doubtful, however, that CEA could have persuaded
the Durham City Council to oppose the road had
the Coalition not included a group of mostly
college-educated neighborhood activists in their
20s and 30s known as the People's Alliance (PA).
3
"WHILE SOME OF THESE WHITES SYMPATHIZE
WITH THE BLACKS ON CREST STREET, THEIR
PRIMARY MOTIVE IS SELF-INTEREST,"
PA members are sympathetic both to the anti-
racism arguments of Crest Street residents and
the environmentalist positions of the upper-
middle class. Indeed, it is the PA which
released in 1978 a sixty-page position paper to
the Durham City Council and the news media,
opposing the expressway for racial and environ-
mental reasons. It is the PA which convinced
reluctant upper-middle class whites to coalesce
with blacks if they hoped to stop the highway.
Finally, the PA has challenged the economic
arguments of Durham's business developers,
asserting that there is no evidence that the
city of Durham would benefit from suburban
development beyond the city limits. The PA
claims that it is as committed to "growth" as
the Chamber of Commerce, but that completing
the expressway would encourage residential, com-
mercial and industrial development in the north-
western suburbs, and would fail to increase the
city of Durham's dwindling tax base.
THE AMERICAN LOVE AFFAIR
For the Durham business community, trans-
portation is synonymous with roads. Businessmen
nodded approvingly at a 1978 public meeting when
a city transportation engineer testified that
driving in one's automobile is "human nature."
The business view is that people only ride the
bu.3 when they are too ooor to own a car, and
that those who own cars have a right to expect
their elected officials to provide them with
sufficient roads. In short, the businessmen
place high value on the use of the private auto-
mobile and government financing of more roads.
The "love affair" between Americans and their
cars is unchanging.
The neighborhood groups place far less
value on the private car as a means of local
transportation. Instead, they value government
programs which minimize road expenditures and
focus on mass transit or paratransit (car-pooling,
van-pooling, or park-and-r ide systems). CEA
proposals do not oppose the widening of existing
local streets to four lanes in West Durham, but
recommend widening only when no residential
relocation would result. Expressway opponents
cite Federal Highway Administration research
on "generated traffic" (FHA, 1973) and argue that
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an emphasis on road-building encourages a "bad
habit" among auto users. If the government
spent money on improving local bus service,
auto users might switch to the bus and air and
noise pollution in the city would decrease.
Neighborhood activists believe that the "hidden
subsidy" to the auto user should be ended.
CRISIS VS, NORMALCY
Durham's business developers and neighbor-
hood groups differ, both on desired economic
development patterns and transportation modes.
Each side's value system leads to a model or,
in Thomas Kuhn's term, a "paradigm" which
should explain future events (Kuhn, 1962). The
deteriorating American energy situation has funda-
mentally different effects on the two groups'
paradigms. For the neighborhood coalition, the
energy shortage is a normal event which fits
perfectly into their model. After all, CEA has
recommended that bus service and paratransit be
increased. Although gasoline was just .60/gallon
in June 1973 when the PA wrote its position
paper, it warned that the long-range need for
highways in this country and in Durham has been
reduced and that "the day of unlimited federal
spending for highways is over" (PA, 1 980)
.
After spring 1979, when gasoline prices rose
quickly, the PA issued two separate reports
criticizing the state Department of Transporta-
tion for its failure to revise downward traffic
projections for West Durham (PA, 1979 and 1980).
The PA recognized that reduced traffic projec-
tions for the years 1990 and 2000 would also
reduce the cost-effectiveness of the expressway
proposal. Given high rates of inflation, the
federal Department of Transportation might
conclude that the expressway proposal should
be abandoned in favor of other alternatives.
In general, neighborhood activists in the Coali-
tion, whether upper-middle class environmentalist
or Crest Street resident, recognize that the
national energy issue strengthened their argu-
ments against the expressway.
For the business developers' model, the
energy problem and related appeals to conserve
energy produced a crisis, because speeding
along the expressway toward job or home is
incompatible with energy conservation. Business-
men faced a breakdown in their model if they
tried to integrate the "energy conservation"
message into it. By ignoring the "energy con-
servation" message and the national energy
shortage, businessmen could continue to focus
on their arguments for the expressway. Interest-
ingly, they found two sets of allies. First,
Governor Hunt sought political support in Durham
County for his re-election. In January 1 980 , at
a campaign fundraising breakfast in Durham
attended mostly by businessmen, the Governor
announced that completion of the East-West
Expressway would be a "top priority" of his
second administration [Durham Morning Herald,
1980). The state Secretary of Transportation,
a gubernatorial appointee, concurred in that
decision, and after Hunt's re-election, NCDOT
repeated that money would be found.
Besides political support, Durham business-
men have the help of transportation planners at
both the city and state level, whose values are
similar to theirs and for whom the energy
shortage also generates a potential "paradigmal
crisis." In a September 1978 report by the
Durham City Traffic Engineering Division to the
City Council on alternatives to the expressway
proposal, the authors concluded their intro-
duct i on as fol lows
:
Although most people are concerned with the
energy shortage and the adverse impacts of
automobile traffic on their environment,
they value their own comfort and convenience
more. This study has attempted to recog-
nize existing human values and has made no
attempt to recommend changes (Durham City
Traffic Engineering D iv i s ion , 197-8) •
Graphics by Sue Sneddon
The city staff thus presented its and the busi-
nessmen's values as "existing human values" and
ignored those of the affected neighborhood
groups.
On three occasions state transportation
planners have provided Durham businessmen with
arguments for the necessity of the expressway
extension which ignored rising energy costs.
The first report, released in September 1978,
was sent to the Greater Durham Chamber of Commerce
and the news media in response to a Chamber of
Commerce request for updated information on the
expressway (NCDOT, 1978a). The Draft Environ-
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mental Impact Statement, required by federal
law, was released to the public in October 1978
(NCDOT, 1978b). The third report, released in
January 1 98O , was a study of expressway alter-
natives requested by the Durham City Council
when it voted against the expressway in February
1979- All three reports rejected the alterna-
tives as inadequate to handle projected traffic,
and ignored arguments about the potentially nega-
tive impact of an expressway on the city's
economy. In October 1978 and January 1 980 , the
public was offered an identical conclusion:
If the freeway is not built, the motorists
would not enjoy the safety benefits that
are anticipated to accompany the construc-
tion of the freeway. The City of Durham
would also not benefit from the economic
growth and development that generally
accompanies freeway construction (NCDOT,
1980).
Following release of the January 1 980 report, a
high-ranking state transportation planner indi-
cated that traffic projections for West Durham
in all three reports were based on assumptions
made in 197**. This strongly suggests that all
traffic projections in the state reports are
invalid because they ignore two critical changes
in public behavior since 197't. First, vehicle
trip predictions for Durham in the year 2000
assumed veal income annual growth rates of '5%
and population annual growth rates of 1.8% (NCDOT,
197*0. Between 197 /» and 1979, Durham's real
income increased at a 1.6% annual rate and its
population increased at a 1,2% annual rate.
5
Despite public availability of data on reduced
growth rates, no state transportation planner
entered the lower figures into the trip predic-
tion model." A second change in transportation
data ignored by state planners was the five-to-
ten percent decline in gasoline tax revenues
following the 1979 major price hikes, which
suggested that the public was driving less and/or
driving smaller cars. Traffic projections for
West Durham in the January 1 980 report were the
same as those predicted in the October 1978
Draft Environmental Impact Statement, despite
a near-doubling of fuel prices. As late as
January 1980, state transportation planners
assumed that less population growth, a declining
standard of living, and increased gasoline costs
would not change the transportation habits of
Durham citizens and thus, that the need for
the expressway continued. For Durham Business-
men who believe that the city's prosperity
depends on completion of the expressway, such
assumptions are welcome.
WINNERS AND LOSERS IN EXPRESSWAY POLITICS
Fundamental value conflicts exist between
proponents and opponents of Durham's East-West
Expressway extension. It is clear that the
energy problem facing the United States consti-
The East-West Expressway would displace 200
Crest Street area families from their neighbor-
hood. Photo by Terry Delaney
tutes a "paradigmal crisis" for the pro-suburb,
pro-automobile value system of the city's
business developers. The business community has
managed to avoid the "crisis" by building
alliances with politicians and transportation
engineers, at the state level especially, who
continue to promote the expressway even though
federal politicians and transportation planners
are turning against highways as solutions to
urban traffic congestion.' The success of Durham
businessmen in state politics has forced the
white-black neighborhood coalition to seek allies
at the federal level. The CEA has prepared argu-
ments for distribution to federal Department of
Transportation officials which highlight the
cost-ineffectiveness of the expressway proposal,
the long-term benefits of improved mass transit
and paratransit in Durham, and the likely
negative economic impact on the central city if
the highway is completed. In addition, the
Crest Street community filed a federal civil
rights complaint in September 1978, arguing that
the proposed expressway would harm blacks dis-
proportionately and should thus be ruled
illegal. In February 1 980 , a preliminary ruling
by the Civil Rights Office of the federal Depart-
ment of Transportation favored the community.
For Durham's businessmen to prevail, they
must first outstep the evolving alliance of
neighborhood activists and federal transporta-
tion officials. It would be naive to suggest
that technically-rational transportation deci-
sions cannot be overruled for political reasons.
However, some of the neighborhood activists
have promised to fight, if necessary, beyond the
USDOT through the federal courts. The combina-
tion of an effective neighborhood coalition,
civil rights legislation, rising construction
costs, and the reduction in highway funding may
well lead to a federal decision to abandon the
expressway project, regardless of Durham
businessmen's efforts.
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Meanwhile, Back in Crest Street
While state and local officials and var-
ious interest groups were embroiled In the
intense debate over the extension of the East-
West Expressway, resources to revitalize the
Crest Street neighborhood began to dry up. In
summer 1980, the $955,000 of Durham's Community
Development Block Grant (CDBG) funds budgeted
for Crest Street was frozen by HUD officials
in Greensboro. To them, it made little sense to
spend money repairing houses that might face a
bulldozer in a few months. "Better spend the
money elsewhere" was the message HUD officials
passed on to the Community Development Office
in Durham.
And that's what the city did. The
Community Development Office put aside $100,000
for interim assistance for emergency housing
rehabilitation and a temporary park and "repro-
grammed" the balance, $855,000. Crest Street
would not be seeing any more CDBG money until
the dust had settled from the expressway fight.
Not to be put off by the lack of public
funds, the Crest Street Community refused to
loose sight of its original intention of
revitalizing the neighborhood. Through a series
of events triggered by the filing of an adminis-
trative complaint by North Central Legal
Assistance Program in the community's behalf,
the Crest Street struggle came to the attention
of Chester Hartman, then a visiting professor
at the UNC Department of City and Regional
Planning in Chapel Hill twelve miles away.
What developed in fall 1 980 was a fieldwork
class consisting of sixteen planning students
wnose task was to work with the Crest Street
community in its revi tal i zat ion efforts. The
class produced two major projects: a survey
of the community and a preliminary draft of
a community revi tal i zat ion plan.
The survey was undertaken at the request
of the East-West Freeway Study Steering
Committee, an offspring of the expressway
debate. The committee was jointly chaired
by Willie Patterson, an active, seasoned member
of the Crest Street Community Council, and
Thomas Bradshaw, Jr., North Carolina Secretary
of Transportation. The committee needed infor-
mation on the Crest Street Community for
Expressway planning. The community was con-
cerned that a survey conducted by the Department
of Transportation (DOT) personnel might be
biased against their interests, and that
the results might be used to push the unwanted
uprooting of community members. The two fac-
tions sought a more impartial party to design
and conduct the survey; they settled on the
class of planning students at UNC.
During September and October the class and
committee went through a period of intensive
negotiation to develop a survey design which
met the approval of the committee and also
generated data for preparing a community plan.
Through the cooperation and assistance of the
community, over 901 of the 225 households in
Crest Street were surveyed, yielding an
impressive and rare community-scale data base
for neighborhood planning.
The second phase of the class was to develop
the plan. Taking their cues from Crest Street
Community Council members, the class adopted
community control as the guiding principle
of the plan. Research confirmed what Crest
Street residents already knew: that much of
the neighborhood's resources in land, housing,
public services and employment were owned
or controlled by outside interests which were
not necessarily sympathetic to revi tal i zat ion
efforts
.
The plan, which is under preparation at
this writing, suggests to the community
options for gaining control over housing,
community facilities, and economic development
activities through organizing ventures such
as a housing cooperative, a locally-owned
housing rehabilitation service, a community
center, parks, neighborhood gardens, adult
care homes, a food buying club, and a community
finance organization. The plan has four
parts: housing rehabilitation, new housing,
community facilities and community economic
development
.
In spring 1 98 1 another group of students
led by Carol Stack (on loan from Duke's
Institute of Policy Sciences) will help the
Crest Street Community Council develop strategies
for getting selected projects underway.
And so the Crest Street community, playing
hopscotch around a debate which has polarized
a city and dried up federal resources, continues
to move ahead
.
Andree Tremoulet
Department of City and Regional Planning
033A New East Building, UNC-CH
Chapel Hill, North Carolina 27514
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Chronology of the Durham East-West Expressway
Controversy
1960. Durham City Council and North Carolina
State Highway Department agree on the
need for a crosstown East-West
Expressway in Durham.
1966. First leg of expressway is begun through
a black business and residential com-
muni ty
.
1974. Expressway, uprooting some white but
mostly black neighborhoods, is completed
from the Research Triangle Park east of
Durham to within one-ha 1 f mi 1 e of the
low-income, black Crest Street Community
(CSC) .
1977. CSC rejects relocation offers from city
and state officials; receives legal
assistance from Durham Legal Aid program
to save the neighborhood by opposing
the expressway.
February 1978. People's Alliance (PA) aligns
with CSC and seeks other allies in a
citywide white-black coalition whose
purpose is to persuade City Council to
reverse its earlier positions and oppose
the expressway.
June 1978. PA position paper opposes express-
way because of Crest Street destruction,
but also because of increased intercity
traffic and noise and air pollution,
negative effects on the city's tax base,
the need to conserve energy, overstated
traffic projections, and availability
of more cost-efficient alternatives.
September 1978. City traffic engineering staff
study of expressway alternatives empha-
sizes road widenings, predicts need for
eight- and twelve- lane roads, doubts
viability of bus and paratransit alter-
natives, and assumes energy shortage
will not change transportation behavior
of Durham publ i c.
October 1978. Coalition for Expressway Alter-
natives (CEA) , with twenty constituent
groups, is formed. Pro-expressway
support is mobilized by the Greater
Durham Chamber of Commerce.
November 1979. A pro-expressway City Council
is elected by narrow margins in a hard-
fought campaign; votes for expressway
as its first official act.
January 1980. State DOT reports to City Council
that no alternatives to the expressway
are acceptable, the CSC must be relocated,
and the expressway must be built. Final
version of Environmental Impact Statement
to federal DOT is expected to include
these recommendations.
February 1980. PA criticizes the January 1980
state DOT report, arguing before the
City Council that the state report made
fundamental technical errors in projecting
Durham's traffic needs for the year 2000.
February 1980. Civil rights office of federal
DOT tells state DOT of its preliminary
ruling that expressway alignment through
CSC places disproportionate burden upon
blacks and is thus a violation of federal
civil rights legislation.
March 1980. State DOT promises city business
community that an alternative expressway
alignment avoiding Crest Street is avail-
able, so that the federal DOT civil
rights ruling will not jeopardize the
expressway's completion. CEA members
dispute state DOT, arguing that the
expressway proposal may be dead, because
no such alternate alignment can be easily
drawn
.
May 1980. State DOT states that a final Environ-
mental Impact Statement including a new
expressway alignment will be released in
December 1 98O . This document will be
subject to citizen reaction at a public
hear i ng in 1 98 1
.
May 1980. NCDOT proposes an "East-West Freeway
Steering Committee" to respond to USDOT
civil rights ruling. Members are to
include CSC, federal, state and local
transportation officials, and representa-
tives of city and county government.
CSC accepts proposal on condition that
two additional ant i -expressway organiza-
tions from the CEA (the liberal Durham
Voters Alliance (DVA) and the PA) are
i ncl uded
.
October - December 1978. City Council and
state Department of Transportation (DOT)
hold separate public hearings to elicit
public response to the expressway pro-
posal .
February 1979. City Council rescinds earlier
support of expressway; requests alterna-
tives study by state DOT.
June 1980. Expanded "East-West Freeway Steering
Committee," with balanced pro- and anti-
expressway representation, holds first
meeting. Freeway Steering Committee (FSC)
pledges to seek "a solution to the trans-
portation needs of the Durham community
with appropriate and adequate attention
to the needs of the Crest Street
neighborhood ."
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September 1980. At request of FSC , UNC-CH
City and Regional Planning students
survey Crest Street residents about
neighborhood needs.
December' 1980. PA and DVA jointly release a
position paper on West Durham traffic
congestion, recommending a non-expressway
solution which would save the Crest
Street neighborhood, cost only one-
quarter of the 1980 expressway price,
and could be implemented in far less
t ime.
December 1980. Durham City Council rezones
land within Crest Street neighborhood
to permit motel construction. Criticizing
this act as "bad faith" undermining
the FSC's work, CSC, PA and DVA boycott
scheduled FSC meeting.
February 1981. NCDOT renews pro-expressway
commitment to Durham business community,
and seeks to revive the boycotted FSC.
February 1981. Funding problem for state high-
way construction grows, as Reagan
Administration proposes a
~l% cutback in
federal highway spending, and monthly
North Carolina gasoline tax revenues
(the basis for state funding) are 9%
lower than in January I98O.
NOTES
A chronology of the conflict is provided in
Appendix I. The Durham Morning Herald is the
basic source for this history. See Durham
Morning Herald, issues of March 7 and September
22, 1966; and March 3, 6; April 2, h ; August 23;
and December 6, 7, 1 967 - The history is sum-
marized in A Case Against the East-West
Expressway: A People's Alliance Position Paper
(People's Alliance, Box 3053, Durham, N.C.:
June 1978)
,
pp. 2-6.
Massachusetts moderate Republican Governor
Francis Sargent and the state legislature
listened carefully to both pro- and anti-
expressway arguments. In February 1970 the
neighborhood coalition won the support of the
Governor and stopped the expressway plan. See
Alan Lupo et. al., Rites of Way: The Politics
of Transportation in Boston and the U.S. City
(Boston: Little Brown, 1971), esp. chap. 11.
-'For a detailed analysis of the growth of the
ant i -expressway coalition, see the author's
"Activists and Asphalt: Successful Resource
Mobilization in an Ant i -Expressway Movement,"
delivered at the 1 980 meetings of the Ameri-
can Sociological Association, New York City.
^Interview with William Caddel 1 , N.C. Department
of Transportation, Raleigh, January 1 9o0
.
'U.S. Bureau of Labor Statistics, Employment
and Earnings, May 197** and May 1979. U.S.
Bureau of the Census, Current Population
Reports, no. 772, January 1979- See also
Charles Hirschman, "Comments on 'Durham
Growth Trends' Assumptions of North Carolina
department of Transportation" (Durham: Depart-
ment of Sociology, Duke University, April 1980).
&For an example of trip modeling similar to the
N.C. Department of Transportation's model, see
Walter Y. Oi and Paul Shuldiner, An Analysis
of Urban Travel Demands (Evanston: Northwestern
University Press, 1962).
The Reagan administration transportation policy
transition team recommended that controversial
urban expressway projects be dropped, given
the likelihood of continued citizen opposition
and extremely high per-mile construction costs.
New York City's Westway proposal was specifi-
cally cited, but the East-West Expressway
extension also meets the transition team's
criteria (Washington Post, December 27, I98O).
For examples of national transportation plan-
ning, see articles in the last four years of
the leading transportation journal, Traffic
Quarterly. Especially relevant for the
Durham case is Clinton V. Oster, Jr., "House-
hold Tripmaking to Multiple Destinations:
The Overlooked Urban Travel Pattern," Traffic
Quarterly, Vol. 32 (October 1978), pp. 511-29.
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